In Poland municipalities do not fulfil their statutory obligations of providing dwellings for vulnerable households and often limit their activity to merely providing housing for persons to whom the court has granted the right to dwelling in eviction proceedings. However, even for these people there are not enough dwellings. This very difficult situation of Polish municipalities in terms of the provision of direct housing assistance results from history-related problems with the quality of the existing housing stock, a lack of reform of municipal lease rules and insufficient financial resources. The author focused on a comparison of the municipal housing stock management in the largest cities in the context of changes that took place in years 2009-2016. The results of the research proved there were important differences among cities in terms of the activity of applying the available instruments. Despite acting in the same institutional framework, some municipalities were able to improve the housing situation of citizens most in need of assistance, step by step. The survey covered the voivodeship capital cities of Poland. Critical analysis of literature and documents as well as an analysis of statistical data were used.
Introduction
Regulations concerning assistance in satisfying housing needs are in force in many countries as an expression of the universally accepted need to guarantee human dignity by providing appropriate living conditions. At the international level, such regulations have been included in the following acts: the Universal Declaration of Human Rights, the International Covenant on Economic, Social and Cultural Rights, and the European Social Charter. The practical dimension of the declaration on the need to ensure decent living conditions is expressed by the housing policy adopted in a given country. It defines the desired direction of development of the housing market by referring to the existing conditions, indicates the rights of citizens and the duties of public entities, as well as rules for providing assistance and the effects that should be achieved after applying selected instruments. The housing policy as a basis of actions undertaken by public authorities is of a political nature, though it is rooted historically and socially. The policy obtains its legal dimension by means of legal acts, the most important of which is the Constitution. www.degruyter.com/view/j/remav vol. 27, no. 3, 2019 related problems with the quality of the existing housing stock, a lack of reform of the municipal lease rules and insufficient financial resources.
The research problem presented by the author concerns the activity of the largest Polish cities in meeting the housing needs of vulnerable households. The author asked herself a research question whether the cities fulfil their duties in the sphere of direct housing assistance with a similar intensity. The author focused on a comparison of the municipal housing stock management in the largest cities in the context of changes that took place in years 2009-2016. The results showed that despite acting in the same institutional framework, only some municipalities were actively engaged in the broadly understood management of municipal housing stock and were able to improve the housing situation of citizens most in need of assistance using the available instruments, step by step. The survey covered the voivodeship capital cities of Poland. Critical analysis of literature and documents as well as analysis of statistical data were used. In the Polish language, the part of municipal housing stock designated for households in the most difficult position is referred to as "social dwellings". The author resigned from this name being aware of the much broader meaning of "social dwellings" in the housing literature and used "dwellings for vulnerable households" instead.
Literature review
In Western European countries, the history of the development and transformation of social housing stock has been repeatedly analysed, and stages triggered by political and socio-economic changes have been identified (HARLOE 2008; MALPASS 2008; SCANLON et al 2015) . Changing the priorities of the welfare state in the form of a shift towards the market approach resulted in reduced availability of social housing stock, and at the same time the demand for such dwellings increased due to socioeconomic conditions (BOELHOUWER, PRIEMUS 2014; GLYNN 2009; VAN KEMPEN, MURIE 2009 ). Directly affected groups include young people just entering the housing market, who, due to the increase in prices, are no longer able to independently meet their housing needs (BILLARI, LIEFBROER 2010; CLAPHAM et al. 2014; FILANDRI, BERTOLINI 2016) , the elderly (ABRAMSSON, ANDERSSON 2016; DELFANI, DE DEKEN, DEWILDE 2015) , as well as political and economic migrants (BOERI et al. 2015; MORAGA, FERRER-CARBONELL, SAITZ 2015) .
In Central and Eastern Europe, the history of the development of social housing stock looks different due to the political weight it held in the socialist period. The scale of housing construction and distribution was decided on by central authorities. Since the 1990s, transformations have been under way resulting in a very strong reduction in the role and size of the social housing stock as well as a shift of responsibility for meeting housing needs onto the shoulders of citizens (CESARSKI 2011; HEGEDUS, TOSICS 1996; TSENKOVA 2008; LUX, SUNEGA 2013) .
The current problems with satisfying housing needs, including the decreasing importance of the social housing stock, seem to be common in Europe. Privatisation, on a more or less massive scale, a lack of new social housing dwellings, a lack of financial resources, and, at the same time, an increase in the number of people waiting for housing assistance are visible in all the EU countries. Increasingly, there is talk about a need for social innovation and a search for solutions that can help solve specific problems on a local scale. New instruments should be adapted to local social, economic and cultural conditions (ARAPOGLOU 2016; GARCIA, HADDOCK 2016 ). An important factor that appeared in recent years and significantly affects the approach of public entities to the implementation of tasks in the form of housing assistance is the definition of social housing produced by the European Commission (Communication from the Commission 2012). This definition narrowed it down to housing for the most needy; only then does social housing belong to services of general economic interest, and public aid, which compensates for losses caused primarily by reduced rent rates, may take the form of a reduced price for land for social housing, tax privileges or special loan guarantees. The definition adopted by the EC was the result of problems that appeared at the interface between the need to preserve competition and public aid (PRIEMUS, GRUIS 2011).
In Poland, municipalities are the public entities which obligations regarding the housing sector have been directly imposed on. They are the lowest-level local government units 5 . The following can be distinguished among the tasks of municipalities: municipalities' own tasks (for which funds must be included in the budget of each municipality) and commissioned tasks (financed by other entities). Their own tasks include activities in the field of spatial management, real estate management, environmental protection, municipal roads, sewers, water supply, health care, local public transport, education and municipal housing. Widely understood obligations in the sphere of housing are reflected primarily in tasks related to real estate management, municipal housing and spatial development. Municipalities directly influence their own housing stock (for many years there has been a structural division for municipal generally and for the vulnerable households parts) and indirectly local real estate markets through their spatial management policy. As owners, they sell, lease and rent out residential premises and land, hence they influence the supply side. Municipalities also create (or not) planning documents determining the functions of real estate, thus they have an impact on the direction of its development and value.
One of the basic problems of Polish municipalities is the fact that their housing stock does not meet modern standards, mainly due to age of buildings and many years of repair negligence (KORNIŁOWICZ, UCHMAN 2011) . The problem is also the size of this stock, as it is too big for the financial resources of municipalities -there are very significant costs related to current maintenance as well as management problems, and, at the same time, too small in relation to the reported housing needs (KUCHARSKA-STASIAK 2013; ZAŁĘCZNA 2014) .
This paradox results from the fact that the municipality does not have the ability to decide directly who occupies its premises, as, in accordance with the law in force, municipal tenants from the past have not been verified in any way, and they cannot be removed from their dwellings, even if they are well-off. Municipalities have very little control over the tenants' rotation. At the same time, they must provide direct assistance to households in the most difficult economic and social situation. Municipalities are therefore owners of the stock, but with tenants, and they lack vacant dwellings for those in need of housing assistance. The amendment to the Act on the Protection of Tenants' Rights, which will come into force in April 2019, will enable municipalities to verify the income situation of tenants of municipal dwellings (not more often than every 2.5 years); however, these powers will be granted in relation to tenants who have started using the premises after the amendment comes into force.
Data and Methods
The author used a critical analysis of literature, which provided the basis for a deep insight into the research problem, and then went on to the desk study stage. The main elements of municipal housing stock management for each city were documented on the basis of both legal documents and statistical data accumulated in Bank of Local Data (CSO). The collected data was then elaborated and analyzed. The author gathered information about the size and structure of the municipal housing stock and the reported housing needs in the Polish voivodeship capital cities in years 2009-2016 in order to assess the level of implementation of obligations to provide dwellings for vulnerable households. The author collected information about housing stock in total, the municipal part, unmet housing needs and also the cities' activity in the field of municipal housing stock management in a broad sense; she analysed the level of rents, the number of dwellings with rent arrears and ways to assist tenants with arrears. She alsobfocused her attention on such indicators as: efforts put into applying for co-financing from the state budget measured with the use of number of valid applications submitted and cooperation with TBS (non-profit units that primarily rent out dwellings but the their stock is not designed for the poorest citizens; these are similar to HLM -habitation a loyer modéré, popular in France).
Municipalities should provide public with information about chosen parts of their housing activities, which Central Statistical Office collects and disseminates. They also have an obligation to share public information. Every entity should have a long-term programme for municipal housing management for at least a five-year period. This is a kind of summary of the past and plans for the future, prepared every five years. Only some municipalities prepare annual reports giving details about the management of their housing stock. The author would like to underline that there is a lack of transparency in housing activities conducted by municipalities. Very important information about waiting lists is not disseminated. The given data are often not comparable because they are produced in different periods. The author collected information necessary for her study from all possible sources, even using personal contacts. Municipalities are obliged to provide dwellings for vulnerable households and temporary accommodation (as a part of municipal stock). Until now, dwellings, which by definition have a low standard and a small area (minimum 5 sq m per person, 10 sq m for a single-person household), have been selected out of the municipal housing stock and designed to vulnerable households. After changes in regulations that will come into force in April 2019, there will be no longer be a separate stock of such dwellings, as it will be replaced by special leases of dwellings remaining in the municipal housing stock.
A dwelling is granted when the applicant meets the conditions imposed by law and defined independently by each municipality (by way of an ordinance of the municipality council). In practice, in the absence of a sufficient number of dwellings, municipalities do not comply with their statutory obligations and often limit their activities only to providing housing for persons to whom the court has granted the right to dwelling in eviction proceedings. However, there are not enough dwellings even for these households.
Potential sources of increasing the municipal housing stock are indicated in the national institutional framework. The possible tools include housing construction, also supported from the state budget, purchase of dwellings on the primary and secondary market, cooperation with TBS, real estate exchange -including land, as well as public-private partnerships and lease of residential premises from other entities. However, the actual scale of construction and acquiring dwellings by municipalities is not large, mainly due to insufficient public resources. There is also a visible a lack of interest in cooperation on the part of private entities. Only some individual municipalities are able to efficiently use the available instruments. It should also be remembered that, since the 1990s, the privatization of municipal housing stock has continued unabated. It is often enthusiastically supported by municipalities, which is reflected by discounts amounting to more than 90% of the price when sitting tenants buy dwellings. This allows municipalities to reduce their housing stock, but it should be noted that, as a result, in the long-term perspective, old dwellings -often exhibiting a high degree of technical wear -that should practically be demolished remain in the municipal stock. Problems do not decrease in proportion to the number of dwellings sold.
The institutional framework for management of the municipal housing stock
Municipalities in Poland are still the owners of a significant part of the housing stock -about 8.5%. Managing this resource and planning its future use is of crucial importance. The process of the privatization of the municipal housing stock caused the creation of housing associations (condominiums) made up of the owners of the premises. Municipalities are only one of the owners (if the majority of apartments are sold in a building -in terms of yardage -the municipality has no decisive vote). In such buildings, the management is in hands of the chosen owners or commercial companies selected by them. When the stock is owned entirely or mostly by the municipality, three organisational and legal forms that are used to manage municipal resources can be indicated: budgetary units 6 and budgetary entities 7 , as well as commercial law companies 100% owned by municipalities. The establishment of the organizational and legal framework was carried out over the years, and there is no connection between the time of establishing the organizational form and the choice of solutions and outcomes of the managing process. In Poland each municipality is required to draw up a long-term program for municipal housing management for at least a five-year period. The detailed tasks of each municipality are a reflection of 6 A self-government budgetary entity is based on the net budgeting method. The settlement of its activity is done by paying a surplus of current assets into the budget. A characteristic feature of this entity is that its legal character combines the elements of an economic entity and an entity performing public tasks. A budgetary entity has a wider freedom in conducting its current business activity, as it can make changes in the financial plan in case of higher incomes and expenses than originally planned, providing it does not reduce the payments into the budget or increase subsidies. 7 A budgetary unit is linked to the budget by the gross budgeting method. This unit covers all its expenses directly from the budget, while all its revenues are paid into the account of the local government unit. This organisational form is taken on by entities in which the existence of deficit is assumed. the objectives of the program. They include creating conditions to meet the housing needs of lowincome households, improving the technical condition of dwellings and buildings constituting the housing stock of a given municipality, carrying out tasks in the area of providing dwellings for vulnerable households and temporary accommodation, and improving the quality of life of tenants living in the housing stock of the city. Municipalities must therefore find funds for the renovation of buildings, raising their standard through investments and modernization, as well as for the removal of substandard and technically degraded housing stock. The analysis of the adopted detailed institutional solutions indicates differences between the examined cities. Diversity is visible in relation to the period covered by multiannual municipal housing stock management programs, which may seem strange at first glance, considering that the introduction of the obligation to create such programmes concerned all municipalities equally. However, not all of them fulfilled this obligation, which led to time shifts between the programs in each city. In a group of 16 cities, there were 6 programs for the years 2014-2018(19) , 4 for the years 2017-2021, 2 for the years 2016-2020, 2 for the years 2018-2022(23) and 1 for the years 2015-2020. One city, i.e., Zielona Gora, did prepare a programme. There are no real negative consequences of this situation for the ruling president if he has political support. In the case of several cities, the programs expire in 2018; only one city -Poznan, has already prepared a new program and has submitted it to social consultations 8 . A committee was set up in one city to deal with the preparation of the program. The others are waiting until the last moment. This is an expression of the problems that cities have with managing their housing stock and planning it. The individual programme requires many analyses, is expensive, and there are probably many other reasons to postpone its preparation.
The municipal housing stock -some indicators
Cities' activity in the field of municipal housing stock management was examined using such indicators as: efforts put into applying for co-financing from the state budget for dwellings for vulnerable households, temporary accommodation and night shelters measured with the use of valid applications submitted, cooperation with TBS, as well as the number of dwellings with rent arrears and ways to assist tenants with arrears. In addition, the existing rental rates are also presented to show how large the discrepancies between individual cities and their housing policies are.
The surveyed units show a very diversified degree of willingness to reach into budget money to. These funds may be allocated for housing construction, also in cooperation with TBS, renovation, readaptation or change of use 9 . Two cities did not show any activity (Wroclaw, Rzeszow) in this respect in the analyzed period, while the remaining cities made an effort to benefit from budget assistance to a varied degree, record-breakers (Lodz, Gdansk) managed to do it a dozen or so times -see Table 1 .
The level of rent derived from the use of the municipality housing stock does not allow for recovery of funds allocated for its maintenance and, although municipalities have the right to freely decide on the level of rent rates, the social resistance that arises in the event of the introduction of rent rate increases discourages their implementation. The basic rent rates given in Table 1 are a kind of simplification, as in many cities there is a point system in place, hence the final amount paid by the tenant of a municipal flat varies. Indicators are used to reduce or increase the final amount. The most typical housing situations allow to state that the lowest rates are in Rzeszow, the highest in Poznan, with the difference reaching 300%.
The examined cities experience problems with rent arrears, though to varying degrees. In Wroclaw, Lodz, Warsaw and Szczecin many thousands of tenants do not pay rent on time, and analyzing this aspect in detail, it can be indicated that, in these cities, respectively 47.1%, 40.6%, 36.1% and 94.3% of the municipal housing stock dwellings are in rent arrears. Their recovery is often ineffective or municipalities do not use any recovery tools, as the tenant evicted for not paying rent often ends up on waiting lists for dwellings for vulnerable households, which municipalities do not have. In financial terms, this is a very heavy burden for urban budgets, as the expenses for www.degruyter.com/view/j/remav vol. 27, no. 3, 2019 maintaining the housing stock have to be incurred 10 . In an attempt to reduce the scale of arrears, cities apply rent arrear forgiveness, spread payments into instalments, and allow tenants to work off their debts (only in two cities are tenants not expected to work off their arrears). Source: own research based on ordinance of city presidents, resolutions of city councils produced in the cities in question
The size of the housing stock
There is still a significant amount of housing units owned by municipalities in Poland. Fig. 1 27, no. 3, 2019 privatization) is visible. It can be noticed that the speed of ownership changes depends, to a large extent, on the municipal policy. High, up to 90%, discounts at the price paid by sitting tenants purchasing a flat, stimulate a faster decrease of the city's housing stock. The level of discounts results from the resolution of the city council. It is clearly visible that all cities, those with the largest housing stock as well as with the smallest municipal housing stock (Bialystok, Rzeszow), are getting rid of it, though in some cities the process is much slower (Lublin, Katowice). The number of dwellings for vulnerable households is also an expression of municipal policy, as it is the result of the assumptions adopted in a long-term program for municipal housing management. Fig. 2 presents data on dwellings for vulnerable households per 1000 inhabitants. Apart from one exception (Rzeszow), an increase in the number of such dwellings can be observed everywhere, but the pace of this process varies significantly. Undoubtedly, the leaders in the dynamics of increasing the stock of dwellings for vulnerable households are Lublin and Krakow, while the city with the largest number of such premises per 1000 inhabitants is Szczecin. The situation related to the share of dwellings for vulnerable households in the municipal housing stock is slightly different - Fig. 3 . If we assume that municipal premises are to be primarily allocated to the most needy, then the share of such dwellings should be high. Krakow, Kielce and Bialystok seek to implement this idea, as the share of these dwellings in the municipal housing stock reaches 17-18%. In order to draw conclusions and assess the changes that took place between 2009 and 2016 in the voivodeship capital cities, one more variable is needed -the current state in terms of unmet housing needs. The author has encountered huge difficulties in obtaining information about waiting lists, since cities do not publish such data, as it is not something they can be proud of. Fig. 4 shows the total number of dwellings for vulnerable households and households on waiting lists for the allocation of such premises. The largest number of vulnerable households waiting for dwellings is recorded in Lodz, a city with the largest share of municipal housing dwellings per 1000 inhabitants. The growth rate of dwellings for vulnerable households in the analyzed years was not high and the waiting list of people seeking housing assistance is still growing. The city pays compensation to the owners of premises occupied by households who are waiting for dwellings. A similar picture is visible in Wroclaw. The situation is much better in Krakow, where the stock of dwellings for vulnerable households has been significantly increased and, as a result, the housing assistance waiting list has shortened. Warsaw is the second city in terms of the number of households awaiting housing assistance; however, data show that in recent years the stock of dwellings for vulnerable households has been significantly increased, which has allowed the city to shorten its waiting list.
Discussion and conclusions
Social stock is provided by public and private institutions and organisations in individual EU countries. Despite differences in the size of this stock and various rules for its distribution, there are common problems with the level of quality and an insufficient quantity of social dwellings in individual EU countries. Local government units have a special place in most of social housing regimes. They conduct their own housing policies within the existing institutional framework, which results in differences in the size, structure and quality of the local municipal housing stock and in eligibility rules concerning persons entitled to housing assistance.
In Poland, municipalities have clearly described tasks, i.e. primarily the creation of conditions to meet the housing needs of low-income households as well as the provision of dwellings for vulnerable households and temporary accommodation. The catalogue of instruments that can be used for this purpose seems to be wide, but not all of the cities surveyed carry out these tasks to a similar degree.
The research shows that the differences are visible not only in the effects of the housing policy pursued but also in the lack of transparency in municipal housing stock management. Some of the cities surveyed, such as Cracow and Warsaw, publish annual reports that allow one to keep track of ongoing processes; however, this is not common, hence obtaining basic information is a barrier to assessing the effects of local housing policies. Some municipalities still have very serious problems with the inventory of their municipal stock and the verification of persons applying for housing assistance. The approach to the planning of housing tasks is manifested in the preparations for the implementation of new multi-annual programs for municipal housing stock management. Among the five cities which are required to have new documents by 2019, prior to the analysis being carried out (May 2018), only Poznan has already submitted the project for public consultation, Lublin has had a team for the development of the programme since April, and in the three others, nothing has been happening in this respect. Preparation of the program requires collecting a great deal of data and is associated with incurring costs, hence the public procurement procedure needs to be implemented; additionally, the final version must undergo public consultation, and all this takes time.
Despite the widespread difficulties with the implementation of tasks in the field of providing housing assistance which stem from historical and economic problems, it is possible to indicate that, in some cities, the number of households on the waiting lists has decreased, i.e. in Krakow and Warsaw by approx. 1.3 thousand during analyzed period. It seems that activity in the area of acquiring new dwellings and transformations of municipal housing stock are the key to success.
A different situation can be observed in Lodz and Wroclaw. In the first city, the number of households waiting for dwellings has increased in recent years by about 1.4 thousand. The current waiting list means waiting for 3-4 years before being granted a dwelling. In the meantime, the vulnerable household must live somewhere, and if it is a private flat from which the person should be evicted, then the city must pay compensation. Therefore, a lack of dwellings is not only a social problem but also a financial one. To the city's credit, it should be said that Lodz has been making efforts to receive budget funding, but it is not enough compared to the existing housing needs. Importantly, although Lodz is a city with the most municipal housing dwellings per 1000 inhabitants, the increase in the stock of dwellings for vulnerable households is small; this is a visible sign of a problem with blocked municipal housing units as the city does not dispose of its flats. Some attempts made in the past to rent flats from private owners did not produce positive results.
The situation in Wroclaw is also very problematic -the city has many dwellings but the number of these indicated for vulnerable households is very limited, there is no initiative in using public money to increase the stock. The introduced amendment, which will allow municipalities to verify the income www.degruyter.com/view/j/remav vol. 27, no. 3, 2019 status of tenants, will change the situation only to a small extent, as this audit will only apply to new contracts concluded after the amendment enters into force. There are few such new contracts, as there are no vacant municipal dwellings.
